













limits  are extended and  in  constant  evolution,   resulting   in  multiple  statistical  definitions  of   the
“urban” (metropolitan areas, metropolitan regions, urban areas, city­regions, etc.). Without entering
into  a  strict   statistical  definition,  we  understand  metropolitan  areas  and  urban  agglomerations

































efficiency   and   democracy   (Bish   and  Ostrom,   1973).  Considering   the  metropolitan   area   as   a














Four   metropolitan   governance   models   can   be   portrayed   according   to   their   degree   of
institutionalization,   that   is,  depending on  the  type of   institutional  arrangements  that  have been
made. These models are: metropolitan governments, metropolitan agencies, vertical co­ordination
and   horizontal   collaboration   (Tomàs,   2015a).   In   one   extreme,  metropolitan   governments   are
structures explicitly created to face metropolitan challenges. According to the reformist principles,
these structures rely on a directly elected metropolitan council, exclusive competences and funding
established  by   law,  meaning   the  maximum expression   of   a  metropolitan  political   recognition.
However,   the European examples  of  metropolitan governments do not  meet   these conditions,
either because they share  the responsibilities with higher governments (Lisbon),  because they









specific  metropolitan  institution but  de  facto  by  other  already existing  levels  of  government   (a
2
region,  a province,  a county,  etc.).  For example,   intermediate governments  like  the Stockholm
























favour   of   the   general   interest.   These   cultural   and   institutional   factors   that   shape  models   of
metropolitan governance are known as the “institutional milieu” (DiGaetano and Strom, 2003), that
is, “the complexes of formal and informal political and governmental arrangements that mediate
interactions among the structural  context,  political  culture, and political  actors”  (DiGaetano and
























































the State  is  territorially organized  into  three  levels of government:   the central  government,  the
regional   tier   or   the  Comunidades   Autónomas  (CCAA)   and   the   local   tier   (formed   by   8,114
municipalities and 50 provinces). The municipality is the basis of all the territorial organization, and






44).   Following   the  Napoleonic  model   of   local   government   (Hesse   and  Sharpe,   1991),   inter­






Autonomy   (article   43).   The   central   government   has   not   given   incentives   to   the   creation   of
metropolitan   areas.   The   Large   Cities   Law   on   Measures   for   the   Modernization   of   Local
















2007,  while   the second project   (Urban  policies  and  resilience,  POLURB)  focused on   the effects  of   the
economic crisis on urban policies (from 2008 to 2014). In the case of Andalusia, Seville (and not Malaga)
was the urban agglomeration chosen because is the biggest urban area and the capital of the Autonomous
Community.   Quantitative   and   qualitative   methods   were   used,   combining   documental   analysis,   the
construction  of   vulnerability   indicators   in   cities   and   the   transcription   and  Atlas­Ti  analysis   of   20   semi­
structured  interviews  to   the  main stakeholders  of  each  city.  Both  projects  were  funded by  the Spanish










population.  It holds 3.2 million  inhabitants and 36 municipalities; most of them are  immediately























for   the  first   time at  a  larger  scale,   the metropolitan area.  Thus,  political   representatives of  36
municipalities in the metropolitan area, along with other representatives of public institutions and
civil society, developed a voluntary exercise to build consensus on the future of the metropolis. The















Metropolitan   Waste   Treatment   (formed   by   45   municipalities)   and   the   Public   Metropolitan
Transportation (60 municipalities). This last entity develops the Metropolitan Plan of Transport of
Valencia, including the integrated fare management and administrative services. It works with other
existing   transport   agencies   (Railways   of   the  Generalitat   Valenciana  and  Municipal   Transport
Company) and the Valencian Metropolitan Mobility Authority. The three agencies are governed by
indirectly elected representatives of the municipalities, according to their population. This situation
of   institutional   fragmentation  only  exists  since  2001.   In  1946,   the  Gran  Valencia  Metropolitan
Corporation was created with planning purposes.  In 1986,  it  was transformed into the  Consell
Metropolità de l'Horta, which became a metropolitan government with competencies on transport
and   spatial   planning,   water   and   sewage.   However,   similarly   to   the   Barcelona   case,   it   was












provision   of   services,   there   are   two   agencies   of   transport   and  water.   The  Biscay   Transport
Consortium, created in 1975 was created with the aim of building the Bilbao Metro and managing
public  transport  in 10 municipalities, with responsibility  for coordinating fares and mobility.   It   is
financed both by the regional and provincial governments. The other metropolitan agency is the






government   (central,   regional,   provincial  and   the municipalities  of  Bilbao  and  Barakaldo),   this
agency   coordinates   and   implements   various   activities   that   integrate   planning,   transport   and
environment. The agency is one of the actors taking part in the process of strategic planning of















other   cities,   the  Commission   for  Planning   and  Coordination   of   the  Madrid  metropolitan   area
(COPLACO) was created during the dictatorship to deal with regional planning. The Comunidad de
Madrid  (CAM),   the   regional  government,  assumed  its   functions  when  it  was  created  in  1983.
Taking into account that there was just one province in the territory, this local administration was
dissolved   and   its   powers  went   to   the  CAM.   Therefore,   the  CAM   is   formed   by   the   regional
government and 179 municipalities. There are no other supramunicipal entities (like counties), in a
context where the city of Madrid, the regional capital and the capital of Spain, gathers half of the
total  population.   In 2003,  the Law on  local government of Madrid recognized  the possibility of
creating metropolitan areas when necessary (article 76). However, there has not been any initiative



















municipalities.   In   2006,   the  Housing  Consortium  of   the  Seville  Area  was   created:   it   includes
regional  and  27   local  governments,  although  with   very   limited   responsibilities.   In   the  case  of
Seville, there is not a consensus on the definition of the limits of the metropolitan area. There are
















transport   (253  municipalities),   strategic   planning   (36  municipalities
and other public and private actors)
Valencia







Vertical  coordination  and   regional  agencies  of   transport  and  water
(179 municipalities)
Seville
Vertical   coordination   and   metropolitan   agencies   of   transport   (44




government   and   the   metropolitan   agencies   coexist   with   horizontal   collaboration   (strategic
planning). In the next section we explore the reasons of the variety of models as well as the shared




like   Pierre   (1999),   both   formal   and   informal   institutions   shape   the   models   of   metropolitan
governance and explain their differences. This institutional milieu including the institutional system












urban   agglomerations.   Moreover,   municipalities   themselves   have   also   been   jealous   of   their
autonomy and have been suspicious of the metropolitan bodies. This was especially true during
the 80s, where the Corporaciones metropolitanas created during the dictatorship in all the cases
















in   the  statutes  of  Madrid  and  the Basque Country   there  are  no  references  to  the creation  of
metropolitan  areas.  These  references are   to be  found on  their   respective   legislation  on Local
Government: the law of 2003 in the case of Madrid (article 76) and the law of 2016 in the Basque





can’t  be understood without   taking  into  account   the  position  of  each Autonomous Community




political   fragmentation.  Firstly,   there   are   differences   depending   on   the   number   of   existing
administrations   and   institutions   in   the   metropolitan   area.   Indeed,   there   are   agglomerations
characterized  by  a  high   level  of   fragmentation  and others   in  which  there   is  more  institutional
simplicity. For example, in Barcelona and Valencia there exist the municipalities, the province and
the counties (supramunicipal structures of cooperation created by regional governments).  Each


















In   the case of   the  Spanish metropolitan  areas examined  in   this  paper,  we  find  a diversity  of
portraits.   In Barcelona and Bilbao there  is a metropolitan debate favoured by the existence of
strategic plans at this scale. In both cases, it has been possible to build a shared metropolitan
vision with the collaboration of representatives from local institutions and other public and private







did not  succeed  in building a shared vision of   the urban agglomeration.  Moreover,   in  Seville,








In  this paper we have analysed  the main characteristics of  metropolitan governance  in Spain,
focusing on five cities and analysing their models of metropolitan governance. Four metropolitan
governance  models   can  be  described  according   to   their  degree  of   institutionalization,   that   is,
depending   on   the   type   of   institutional   arrangements   that   have   been   made:   metropolitan
governments,   metropolitan   agencies,   vertical   co­ordination   and   horizontal   collaboration.   On
average, in Spain there is a medium degree of institutionalization: the examples of metropolitan








We   argue   that   the   institutional   milieu   (both   formal   institutional   arrangements   and   informal
arrangements)   explains   these   differences.   In   this   case,   one   of   the   main   factors   explaining
metropolitan governance is the model of State and the way it has been implemented. The process





Moreover,   the  growth and  importance  of  metropolitan  areas has  occurred   in  parallel  with   the
regional development and action of the first democratic councils. Indeed, the building of the new











been reinforced.  Differently,   local  governments have unsuccessfully  been asking  for  a second
decentralization so as to gain powers and resources. A future scenario of municipal reform could
be an opportunity  to diminish the context of  institutional  fragmentation  in the majority of urban
agglomerations and to reinforce the metropolitan dimension of policies. 
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